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1. 
upwards to account for differences between offeror's 
proposed and forecasted general and administrative expense 
(GCA) rates where offeror did not specifically identify 
proposed GCA rate as a ceiling rate. 

2. Contention that agency improperly found proposed awardee 
responsible to perform contract despite firm's lack of state 
licenses required to perform guard services is without 
merit; where solicitation does not require specific 
licenses, compliance with state and local licensing 
requirements is responsibility of contractor and is not a 
matter for the agency to resolve prior to award. 

3. Relative weakness in offeror's proposal wit.h respect to 
mission suitability and financial condition (where 
solicitation provided for consideration of financial 
condition and capability in the evaluation of technical 
proposals) provides a reasonable basis for selection af 
another more highly evaluated offeror. 

Agency properly adjusted offeror's proposed costs 

DBCISIOV 

nlp Security Services Co. and E.B. White t Co., Inc., 
prratest the proposed award of a contract to Quad S Company, 
ua&r request for proposals (RFP) No. 2-32793 (PSD), issued 
k# t h e  National Aeronautics and Space Administration (NASA) 
for security support services at the Ames Research Center in 
California. WMP and White dispute NASA's evaluation of 
their respective proposals. WMP also questions NASA's 
affirmative determination of Quad's responsibility. 

We deny the protests. 



BACKGROUND 

The s o l i c i t a t i o n  contempla ted  t h e  award o f  a cos t -p lus -  
f i x e d - f e e  contract  t o  per form v a r i o u s  s e c u r i t y  s u p p o r t  
s e r v i c e s ,  i n c l u d i n g  uniformed guard  s e r v i c e s ,  computer 
s e c u r i t y ,  and s t a f f i n g  of a badge and d e c a l  o f f i c e ,  a 
v i s i t o r  center and a 24-hour  d u t y  o f f i c e ,  f o r  a b a s e  p e r i o d  
of  2 y e a r s  p l u s  three 1-year o p t i o n  y e a r s .  The s o l i c i t a t i o n  
p r o v i d e d  f o r  p r o p o s a l s  t o  be e v a l u a t e d  upon fou r  c r i t e r i a  of 
g e n e r a l l y  equal impor tance :  ( 1  ) m i s s i o n  s u i t a b i l i t y  
( i n c l u d i n g  u n d e r s t a n d i n g  t h e  r e q u i r e m e n t ,  key p e r s o n n e l ,  
management p l a n ,  and corporate resources) ; ( 2 )  cost 
( i n c l u d i n g  p r o b a b l e  cost t o  t h e  government ,  f e e s ,  and t o t a l  
c o s t ) ;  ( 3 )  e x p e r i e n c e  and p a s t  performance:  and ( 4 )  o t h e r  
f a c t o r s  ( s u c h  a s  f i n a n c i a l  c o n d i t i o n  and c a p a b i l i t y ) .  

F ive  f i r m s  responded t o  t h e  s o l i c i t a t i o n ,  three of  w h i c h ,  
Quad, WMP, and Whi te  ( W h i t e  submi t t ed  t w o  a c c e p t a b l e  
p r o p o s a l s ) ,  were i n c l u d e d  i n  t h e  c o m p e t i t i v e  range .  A f t e r  
c o n d u c t i n g  d i s c u s s i o n s  w i t h  these f i r m s ,  NASA requested t h e  
submiss ion  of  best and f i n a l  o f f e r s  ( B A F O s ) .  A source 
selection committee t h e n  conducted a f i n a l  r a t i n g  and rank-  
ing of t h e  BAFOs f o r  m i s s i o n  s u i t a b i l i t y ,  t h e  o n l y  c r i -  
ter ion t h a t  was po in t - sco red .  Quad was r a t e d  h i g h e s t  f o r  
t h i s  c r i t e r i o n  ( 7 8 5  p o i n t s ) ,  fo l lowed by WMP ( 6 9 9  p o i n t s ) ,  
and White  (basic p r o p o s a l  521 p o i n t s ;  a l t e r n a t e  p r o p o s a l ,  
567  p o i n t s ) .  A d d i t i o n a l l y ,  Quad's cost p r o p o s a l  and 
f i n a n c i a l  c o n d i t i o n  were de termined  t o  be more advantageous  
t o  t h e  government.  I n  t h i s  r e g a r d ,  a l t h o u g h  both  WMP and 
White proposed  lower costs t h a n  Quad (WMP - $ 6 , 4 5 9 , 5 6 9 ;  
White  basic - $ 7 , 1 2 1 , 8 0 2 ;  White a l t e r n a t e  - $ 7 , 3 2 2 , 7 7 1 ;  
Quad - $ 7 , 5 5 0 , 6 3 4 ) ,  t h e  agency found t h e  p r o b a b l e  cost  t o  
t h e  government of  WMP's ( $ 8 , 6 9 9 , 9 9 7 )  and W h i t e ' s  
( $ 8 , 4 7 3 , 6 0 3  and $ 8 , 6 7 6 , 6 8 4  ( a l t e r n a t e ) )  p r o p o s a l s  t o  be 
g r e a t e r  t h a n  t h e  p r o b a b l e  cost of Quad ' s  p r o p o s a l  
( $ 7 , 8 9 9 , 6 6 6 ) .  Based upon t h e  f o r e g o i n g ,  NASA s e l e c t e d  Quad 
f o r  f i n a l  n e g o t i a t i o n s .  WMP's and W h i t e ' s  p r o t e s t s  t o  our 
Office were t i m e l y  f i l e d  s h o r t l y  a f t e r  N A S A ' s  d i s c l o s u r e  of  
t h i s  s e l e c t i o n .  

WUP'S PROTEST 

w)Ip c o n t e n d s  t h a t  N A S A ' s  cost realism a n a l y s i s  of  i t s  
proposal was based  on i n v a l i d  a s sumpt ions  and a r t i f i c i a l l y  
i n f l a t e d  its proposed  costs. WMP s p e c i f i c a l l y  objects t o  
N A S A ' s  upward a d j u s t m e n t s  of i t s  estimated d i r e c t  l a b o r  
costs  and its proposed  general  and a d m i n i s t r a t i v e  ( G & A )  
expenses .  

When a cos t - re imbursement  c o n t r a c t  is t o  be awarded, t h e  
o f f e r o r s '  estimated costs of c o n t r a c t  performance and t h e i r  
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p r o p o s e d  f e e s  a re  n o t  c o n t r o l l i n g  s i n c e  t h e  estimates may 
n o t  p r o v i d e  v a l i d  i n d i c a t i o n s  of f i n a l  a c t u a l  costs, w h i c h  
t h e  gove rnmen t  is r e q u i r e d ,  w i t h i n  c e r t a i n  limits, t o  pay.  
See - F e d e r a l  A c q u i s i t i o n  R e g u l a t i o n  S 1 5 . 6 0 5 ( d ) ;  Petro- 

cering, I n c . ,  8-218255.2, J u n e  1 2 ,  1985,  85-1 CPD . The g o v e r n m e n t ' s  e v a l u a t i o n  o f  estimated cos t s  t h u s  
s h o u l d  be aimed a t  d e t e r m i n i n g  t h e  e x t e n t  t o  which t h e  
o f f e r o r s '  est imates r e p r e s e n t  what t h e  c o n t r a c t  s h o u l d  cos t ,  
a s suming  r e a s o n a b l e  economy and e f f i c i e n c y .  T h i s  deter-  
m i n a t i o n  i n  e s s e n c e  i n v o l v e s  a n  in fo rmed  judgment  o f  what 
costs a c t u a l l y  would be i n c u r r e d  by a c c e p t a n c e  o f  a par- 
t i c u l a r  proposal. Mar ine  Des ign  T e c h n o l o g i e s ,  I n c .  , 
B-221897, May 29 ,  1986,  86  -1 CPD 1 502. Because  t h e  
c o n t r a c t i n g  a g e n c y  c l e a r l y  is i n  t h e  best p o s i t i o n  t o  make 
t h i s  cost realism d e t e r m i n a t i o n ,  w e  w i l l  d i s t u r b  s u c h  a 
d e t e r m i n a t i o n  o n l y  where it is shown t o  be u n r e a s o n a b l e .  
See Handyman Exchange ,  I n c . ,  8-224188, J a n .  7 ,  1987,  87-1 
cPD 1 23. 

NASA f o u n d  WMP's proposed labor costs t o  be u n r e a s t i c a l l y  
l o w  for t h e  f o l l o w i n g  three r e a s o n s :  ( 1 )  WMP, c o n t r a r y  t o  
s t a n d a r d  i n d u s t r y  pract ice ,  d i d  n o t  escalate i ts  labor r a t e s  
o v e r  t h e  a n t i c i p a t e d  term o f  t h e  c o n t r a c t  t o  take i n t o  
a c c o u n t  a n n u a l  s a l a r y  i n c r e a s e s ;  (2) WMP d i d  n o t  propose t h e  
R F P ' s  r e q u i r e d  number o f  d i rect  p r o d u c t i o n  labor h o u r s :  and  
( 3 )  WMP, f o r  t h e  s t a f f  p o s i t i o n s  o f  s e c u r i t y  records 
spec ia l i s t  and s e c u r i t y  s t a t i o n  s p e c i a l i s t ,  d i d  n o t  propose 
wage rates i n  confo rmance  w i t h  t h e  minimum r e q u i r e m e n t s  set  
f o r t h  i n  t h e  appl icable  Depar tment  of Labor (DOL)  wage 
d e t e r m i n a t i o n .  As a r e s u l t  of t h e s e  three d i s c r e p a n c i e s ,  
NASA c a l c u l a t e d  t h a t  WMP u n d e r e s t i m a t e d  i t s  labor costs by 
a p p r o x i m a t e l y  $800,000,  and a d j u s t e d  WMP's proposed labor  
costs upwards  a c c o r d i n g l y .  

WMP does n o t  d i s p u t e  N A S A ' s  f i n d i n g s  t h a t  it d i d  n o t  
escalate i ts  wage ra tes  or propose t h e  r e q u i r e d  number of 
labor h o u r s ,  n o r  does it c h a l l e n g e  t h e  r e a s o n a b l e n e s s  o f  
N A S A ' s  a d j u s t m e n t s  t o  its labor costs t o  r e f l e c t  these t w o  
factors--increases which  comprised t h e  great  b u l k  o f  t h e  
$800,000 added t o  its labor costs. WMP o n l y  q u e s t i o n s  t h e  
increase i n  its labor costs d i r e c t l y  a t t r i b u t a b l e  t o  N A S A ' s  
d e t e r m i n a t i o n  t h a t  i t s  proposed wage r a t e s  f o r  t h e  p o s i t i o n s  
of s e c u r i t y  records special is t  and s e c u r i t y  s t a t i o n  
specialist  d id  n o t  confo rm t o  t h e  appl icable  DOL wage 
d e t e r m i n a t i o n .  I n  t h i s  regard, NASA f o u n d  t h a t  WMP 
misclassified t h e s e  two p o s i t i o n s ,  r e s u l t i n g  i n  i ts  proposed 
wage ra tes  b e i n g  below t h o s e  r e q u i r e d  by  t h e  appropriate  
wage d e t e r m i n a t i o n .  S p e c i f i c a l l y ,  NASA c o n s i d e r e d  t h e  
s e c u r i t y  records spec ia l i s t  t o  be a f i l e  clerk p o s i t i o n ,  and 
t h e  s e c u r i t y  s t a t i o n  special is t  to  be a " g u a r d  11" p o s i t i o n ,  
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and it a c c o r d i n g l y  increased WMP's wage ra tes  f o r  these  two 
pos i t ions  by $1.57 and $1.48 p e r  h o u r .  

T h i s  ad jus tmen t  had no b e a r i n g  on t h e  source selection and 
therefore need n o t  be c o n s i d e r e d .  I n  t h i s  regard ,  even i f  
we agreed  t h a t  NASA erred, a l l  offerors  would have been 
a f fec ted  e q u a l l y  by t h i s  error and,  a c c o r d i n g l y ,  any s u c h  
e r r o r  w o u l d  have had no  impact on t h e  r e l a t i v e  r a n k i n g  of  
e v a l u a t e d  cost  proposals. See American C o n t r a c t  S e r v i c e s ,  
I n c . ,  9-225182, Feb. 24, 1987, SI-1 CPD 11 203 . Moreover, - 
our c o n c l u s i o n -  would be-  t h e  same even had WMP's p r o p o s a l  
been t h e  o n l y  one improper ly  e v a l u a t e d  i n  t h i s  regard.  T h e  
do l l a r  v a l u e  of t h i s  error  o v e r  t h e  e n t i r e  term of t h e  
c o n t r a c t  wou ld  be a p p r o x i m a t e l y  $40,000 ( a  d e c r e a s e  o f  $1.57 
and $1.48 per  h o u r  for 5 y e a r s  of w o r k ) ,  a n  amount fa r  less  
t h a n  t h e  $800,000 d i f f e r e n c e  between t h e  e v a l u a t e d  costs of 
t h e  Quad and WMP proposals. 

NASA a l so  found t h a t  WMP's proposed G & A  r a t e  of 4 percent - -a  
r a t e  W P M  a p p a r e n t l y  proposed t o  be c o m p e t i t i v e  w i t h  other  
o f f e r o r s - - b o r e  no  r e l a t i o n s h i p  t o  t h e  actual  costs WMP would 
i n c u r  i n  pe r fo rming  t h e  contract. To accoun t  f o r  t h i s  
d i s c r e p a n c y ,  NASA a d j u s t e d  WMP's proposed costs  upwards by 
an a d d i t i o n a l  $ 1 . 2  m i l l i o n .  Most of t h i s  amount  
( $ 1  m i l l i o n )  r e p r e s e n t e d  t h e  d i f f e r e n c e  between WMP's 
proposed and forecasted G & A  r a t e s ,  w h i l e  t h e  remainder 
reflected an i n c r e a s e  i n  WMP's G&A base d u e  t o  t h e  three 
direct  labor cost a d j u s t m e n t s  d i scussed  above. 

W h i l e  n o t  c h a l l e n g i n g  t h e  v a l i d i t y  of N A S A ' s  f i n d i n g s ,  WMP 
argues t h a t  NASA n e v e r t h e l e s s  was precluded from a d j u s t i n g  
i t s  proposed costs t o  take i n t o  account  t h e  d i f f e r e n t i a l  
between i t s  proposed and forecasted G&A l e v e l s .  WMP main- 
t a i n s  t h a t  t h e  G&A r a t e  c o n t a i n e d  i n  i ts of fer  was in t ended  
t o  be a c e i l i n g  ra te ,  t h u s  l i m i t i n g  t h e  recoupment of G & A  
costs  under  t h e  terms of t h e  c o n t r a c t  t o  t h e  s ta ted  4 per- 
c e n t  l e v e l .  These i n t e n t i o n s  n o t w i t h s t a n d i n g ,  however, W M P  
admits t h a t  it d id  n o t  i d e n t i f y  t h e  G&A r a t e  as a c e i l i n g  
rate, and w e  have examined WMP's proposal and f i n d  no 
i n d i c a t i o n  t h a t  t h e  4 p e r c e n t  G&A r a t e  was in t ended  as a 
c e i l i n g .  W e  therefore c a n n o t  conclude  t h a t  NASA 
m i s c o n s t r u e d  WMP's proposed G&A r a t e  by c o n s i d e r i n g  it t o  be 
an  estimated l e v e l  sub jec t  t o  change d u r i n g  t h e  course of 
t h e  c o n t r a c t ,  see Advanced E l e c t r o - M a g n e t i c s ,  Inc .  , 
B-208271, A p r . 5 ,  1983, 83-1 CPD t 360 ( p r o p o s a l s  a r e  t o  be 
e v a l u a t e d  on t h e i r  own merits), and f i n d  n o t h i n g  improper i n  
N A S A ' s  upward a d j u s t m e n t  of WMP's G&A costs. 

WMP a l so  m a i n t a i n s  t h a t  a t  t h e  t i m e  for submiss ion  of 
i n i t i a l  proposals, Quad, t h e  proposed awardee, was n o t  
licensed t o  p r o v i d e  guard s e r v i c e s  i n  C a l i f o r n i a ,  and 
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t h e r e f o r e  s h o u l d  h a v e  been  found n o n r e s p o n s i b l e  b e c a u s e  a t  
t h a t  time it c o u l d  n o t  l e g a l l y  h a v e  pe r fo rmed  t h e  c o n t r a c t .  
Where, a s  h e r e ,  t h e  s o l i c i t a t i o n  r e q u i r e s  i n  g e n e r a l  terms 
o n l y  t h a t  t h e  c o n t r a c t o r  h a v e  a l l  n e c e s s a r y  l i c e n s e s  and 
permits ,  s u c h  a c o n t e n t i o n ,  e v e n  i f  t r u e ,  would p r o v i d e  no 
bas i s  on which t h e  a g e n c y  c o u l d  h a v e  rejected t h e  awardee a s  
n o n r e s p o n s i b l e ;  c o m p l i a n c e  w i t h  s t a t e  l i c e n s i n g  r e q u i r e m e n t s  
under  these c i r c u m s t a n c e s  is s i m p l y  a matter t o  be r e s o l v e d  
by  t h e  c o n t r a c t o r  and t h e  r e l e v a n t  s t a t e  and local  
a u t h o r i t i e s .  B e h a v i o r a l  S y s t e m s  S o u t h w e s t ,  B-213065, 
O c t .  1 1 ,  1983,  83-2 CPD 1 446. I n  any  e v e n t ,  Quad 
e s t ab l i shed  prior t o  award t h a t  it possesses t h e  p e r t i n e n t  
s t a t e  l i c e n s e s  a l luded  t o  by WMP. 

W H I T E  'S PROTEST 

Whi te ,  t h e  incumbent  c o n t r a c t o r  f o r  a p o r t i o n  o f  t h e  
r e q u i r e d  services, q u e s t i o n s  t h e  e v a l u a t i o n  o f  both i t s  
basic  and a l t e r n a t e  proposals u n d e r  t h e  m i s s i o n  s u i t a b i l i t y  
c r i t e r i o n .  W h i t e  p r i m a r i l y  a r g u e s  t h a t  NASA applied 
u n s t a t e d  r e q u i r e m e n t s  i n  e v a l u a t i n g  i t s  proposed p e r s o n n e l  . 
I n  t h i s  regard, t h e  s o l i c i t a t i o n  p r o v i d e d  f o r  e v a l u a t i o n  of 
t h e  e d u c a t i o n ,  e x p e r i e n c e  and a p p r o p r i a t e n e s s  o f  proposed 
key p e r s o n n e l ,  and r e q u i r e d  o f f e r o r s  t o  s t a t e  t h e i r  
r a t i o n a l e  f o r  t h e  s e l e c t i o n  o f  i n d i v i d u a l s  as key  p e r s o n n e l ,  
and t o  s u p p l y  r e s u m e s  and s u f f i c i e n t  i n f o r m a t  i o n  t o  p e r m i t  
t h e  e v a l u a t i o n  o f  t h e i r  q u a l i f i c a t i o n s .  T h i s  key  p e r s o n n e l  
s u b c r i t e r i o n  was t h e  s e c o n d  most i m p o r t a n t  aspect o f  
m i s s i o n  s u i t a b i l i t y  ( 3 5 0  o f  1000 a v a i l a b l e  m i s s i o n  
s u i t a b i l i t y  p o i n t s ) .  Both  of White's proposals were found  
t o  c o n t a i n  two major w e a k n e s s e s  r e s u l t i n g  i n  t h e i r  
r e c e i v i n g  a p p r o x i m a t e l y  o n e - t h i r d  t h e  maximum p o i n t s  
a v a i l a b l e  f o r  t h i s  s u b c r i t e r i o n .  S p e c i f i c a l l y ,  W h i t e ' s  
proposed o p e r a t i o n s  s e c u r i t y  spec ia l i s t ,  w h i l e  c o n s i d e r e d  t o  
h a v e  a v e r y  s t r o n g  background  i n  p h y s i c a l  s e c u r i t y ,  was 
found t o  lack t h e  e x p e r i e n c e  i n  o p e r a t i o n s  and  ADP s e c u r i t y  
r e q u i r e d  for t h a t  p o s i t i o n .  S i m i l a r l y ,  NASA found  t h a t  
White's proposed d e p u t y  project manager ,  w h i l e  h a v i n g  
l imi ted  management e x p e r i e n c e ,  l a c k e d  t h e  breadth of 
supervisory e x p e r i e n c e  n e c e s s a r y  f o r  t h a t  p o s i t i o n ,  which  
requires a background  i n  a l l  f a c e t s  o f  t h e  f a c i l i t y ' s  
s e c u r i t y  o p e r a t i o n s .  

I n  r e v i e w i n g  protests a g a i n s t  a l l e g e d l y  improper t e c h n i c a l  
e v a l u a t i o n s ,  o u r  O f f i c e  w i l l  n o t  s u b s t i t u t e  i ts judgment  f o r  
t h a t  of t h e  c o n t r a c t i n g  a g e n c y ,  b u t  rather w i l l  examine  t h e  I 

r e c o r d  t o  d e t e r m i n e  w h e t h e r  t h e  a g e n c y ' s  judgment  was 
r e a s o n a b l e  and  i n  accord w i t h  l i s t e d  c r i t e r i a  and w h e t h e r  
there were a n y  v i o l a t i o n s  of p r o c u r e m e n t  s t a t u t e s  and 
r e g u l a t i o n s .  See - ORI, I n c . ,  8-215775, Mar. 4 ,  1985,  85-1 
CPD II 266. 
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Although,  as noted by W h i t e ,  t h e  s o l i c i t a t i o n  does n o t  
i d e n t i f y  express q u a l i f i c a t i o n s  f o r  e i t he r  of t h e  t w o  
p o s i t i o n s  i n  ques t ion ,  t h i s  lack of s p e c i f i c i t y  d i d  n o t  
p r e c l u d e  NASA from c o n s i d e r i n g  w h e t h e r  t h e  proposed person-  
n e l  had r e l e v a n t  e x p e r i e n c e  i n  t h e  exact pos i t ions  t o  be 
f i l l e d .  C o n s i d e r a t i o n  of s u c h  e x p e r i e n c e ,  w e  t h i n k ,  c l e a r l y  
was encompassed by t h e  key p e r s o n n e l  e v a l u a t i o n  
s u b c r i t e r i o n ,  wh ich  d i d  i n s t r u c t  o f f e r o r s  t o  s u b m i t  resumes 
t o  d e m o n s t r a t e  t h e  e d u c a t i o n  and e x p e r i e n c e  of proposed 
personnel  w i t h  respect t o  r e q u i r e m e n t s  set  f o r t h  i n  t h e  
s t a t e m e n t  of work. N A S A ' s  p r e f e r e n c e  for  s u c h  experience, 
which it b e l i e v e s  w i l l  best e n s u r e  secure o p e r a t i o n s  a t  t h e  
Ames Research C e n t e r ,  a s  compared t o  genera l  e x p e r i e n c e  i n  
p h y s i c a l  s e c u r i t y  and management, and i ts  downgrading of  
W h i t e  f o r  f a i l u r e  t o  p ropose  p e r s o n n e l  w i t h  specific 
experience i n  t h e  p o s i t i o n s  t o  be f i l l e d ,  t h e r e f o r e  was n o t  
un reasonab le .  See Sage D i a g n o s t i c s ,  8-222427, J u l y  21,  
1986,  86-2 CPD 1 8 5 .  

White  a l so  m a i n t a i n s  t h a t  NASA i n c o r r e c t l y  found t h a t  i ts  
o n - s i t e  s u p e r v i s o r s  lacked s u f f i c i e n t  a u t h o r i t y  to  r e s o l v e  
problems r e q u i r i n g  immediate a t t e n t i o n .  S p e c i f i c a l l y ,  NASA 
c o n s i d e r e d  Whi te ' s  proposed o r g a n i z a t i o n a l  s t ruc ture  
( i d e n t i c a l  for b o t h  p r o p o s a l s )  overwrought  w i t h  e x c e s s i v e  
p l a n s  for r e s o l v i n g  problems; NASA concluded  t h a t  there 
would be an i n a b i l i t y  of head s u p e r v i s o r s  t o  address inde-  
p e n d e n t l y  c o n c e r n s  a r i s i n g  under t h i s  approach ,  r e s u l t i n g  i n  
reduced e f f e c t i v e n e s s  and a lack of s u f f i c i e n t  time for  
r e s o l u t i o n  of problems. Whi te  does n o t  t ake  issue w i t h  
these f i n d i n g s ,  per se, b u t  m a i n t a i n s  t h a t  i ts  
o r g a n i z a t i o n a l  structure was e f f i c i e n t  because t h e  
designated project manager would have f u l l  a u t h o r i t y  and 
r e s p o n s i b i l i t y  o v e r  a l l  c o n t r a c t  s taff  and would be 
responsible for a l l  a d m i n i s t r a t i v e  r e q u i r e m e n t s  w i t h o u t  
having  t o  c o n s u l t  w i t h  corporate headquarters for guidance .  

We f i n d  no basis for q u e s t i o n i n g  N A S A ' s  c o n c l u s i o n ;  t h a t  is ,  
we do n o t  b e l i e v e  NASA was unreasonab le  i n  n o t  s h a r i n g  t h e  
p r o t e s t e r ' s  view t h a t  d e l e g a t i o n  of c o n t r a c t  a d m i n i s t r a t i o n  
and management r e s p o n s i b i l i t i e s  from corporate h e a d q u a r t e r s  
to  a project manager g u a r a n t e e s  an  e f f e c t i v e  and e f f i c i e n t  
o r g a n i z a t i o n a l  s t r u c t u r e .  Ra the r ,  w e  t h i n k  NASA r e a s o n a b l y  
c o u l d  c o n c l u d e  t h a t ,  depending  on  t h e  scope and complex i ty  
of s e r v i c e s  t o  be performed, a d d i t i o n a l  r e s p o n s i v e  
management s t a f f  may be r e q u i r e d  t o  e n s u r e  smooth o p e r a t i o n  
a t  each work l e v e l .  NASA found W h i t e ' s  p r o p o s a l  l a c k i n g  i n  ; 
t h i s  area, s p e c i f i c a l l y  w i t h  respect t o  t h e  a b i l i t y  of lead 
s u p e r v i s o r s  t o  g i v e  prompt a t t e n t i o n  t o  problems as  they  may 
a r i se  w i t h o u t  f irst  s e e k i n g  approva l  from t h e  project  
manager. Again,  w e  f i n d  no basis for d i s t u r b i n g  t h i s  
c o n c l u s i o n .  
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White f u r t h e r  c o n t e n d s  t h a t  t h e  agency d is regarded  i t s  
incumbency when c o n s i d e r i n g  t h e  adequacy of its o r i e n t a t i o n  
and t r a i n i n g  p r o p o s a l s :  NASA found t h a t  W h i t e  d i d  n o t  
p r o v i d e  s p e c i f i c  o r ien ta t ion  and t r a i n i n g  p l a n s  a s  required 
for  each p a r t i c u l a r  s e c u r i t y  f u n c t i o n .  Because of t h i s  and 
other  p e r c e i v e d  weaknesses ,  Whi t e ' s  proposals r e c e i v e d  
approx ima te ly  one-half  of t h e  p o i n t s  a v a i l a b l e  f o r  t h e  
s t a f f i n g  e v a l u a t i o n  s u b c r i t e r i o n .  We have examined t h i s  
por t ion  of W h i t e ' s  proposal, however, and f i n d  t h a t  White's 
o r i e n t a t i o n  and t r a i n i n g  p l a n s  indeed were l a c k i n g  i n  
s p e c i f i c i t y  and g e n e r a l l y  could be described as vague. For 
example, for  t h e  v i s i t o r / r e c e p t i o n i s t  s e c u r i t y  o f f i ce ,  
W h i t e  s imply  s ta ted  t h a t  it would s u b m i t  a t r a i n i n g  and 
o r i e n t a t i o n  p l a n  w i t h i n  15 days  a f t e r  award. W h i t e ' s  
proposed p l a n s  for t h e  o t h e r  s e c u r i t y  a r e a s  were e q u a l l y  
l a c k i n g  i n  d e t a i l .  

W h i t e  s u g g e s t s  t h a t  NASA s h o u l d  have e v a l u a t e d  its proposed 
o r i e n t a t i o n  and t r a i n i n g  p l a n s  i n  l i g h t  of i t s  s t a t u s  as t h e  
incumbent,  and i t s  i n t e n t i o n  t o  keep its e x i s t i n g  workforce. 
There is no i n d i c a t i o n  t h a t  NASA f a i l e d  t o  c o n s i d e r  these 
factors ;  NASA a p p a r e n t l y  found t h a t  s u c h  fac tors  d id  n o t  
excuse  W h i t e  from s u b m i t t i n g  t h e  detai led t r a i n i n g  and 
o r i e n t a t i o n  p l a n s  required by t h e  s o l i c i t a t i o n  for  a l l  
offerors .  I n  t h i s  regard,  there is no basis  for f a v o r i n g  a 
f i r m  w i t h  p re sumpt ions  based upon pr ior  per formance- -a l l  
offerors  must d e m o n s t r a t e  t h e i r  c apab i l i t i e s  i n  t h e i r  
p r o p o s a l s .  See Del-Jen,  I n c . ,  8-216589, Aug. 1 ,  1985, 85-2 
CPD ll 1 1 1 .  

F i n a l l y ,  White c h a l l e n g e s  N A S A ' s  cost a n a l y s i s ,  seemingly  
a s s e r t i n g  t h a t  t h e  a g e n c y ' s  i n f l a t e d  estimate of t h e  
probable cost of a c c e p t i n g  its p r o p o s a l  reflected b ia s  i n  
f a v o r  of t h e  awardee, Quad. The most s i g n i f i c a n t  increase 
i n  W h i t e ' s  e v a l u a t e d  p r o b a b l e  cost ( a p p r o x i m a t e l y  $800 ,000)  
--the o n l y  a d j u s t m e n t  a c t u a l l y  c h a l l e n g e d  by White--resulted 
from N A S A ' s  r e j e c t i o n  of W h i t e ' s  proposed 7.5 p e r c e n t  
c e i l i n g  on reimbursement  fo r  GcA costs. NASA calculated 
t h a t  White would i n c u r  a n  annual  o p e r a t i n g  loss  a t  t h i s  
level of re imbursement .  To offset  t h i s  annua l  loss ,  NASA 
a d j u s t e d  W h i t e ' s  GLA r a t e  on t h e  procurement  t o  20 p e r c e n t ,  
a rate NASA determined would e n a b l e  W h i t e  to  break even f o r  
the y e a r  on a l l  of i t s  work. 

W e  f i n d  n o t h i n g  improper w i t h  t h i s  ad jus tmen t .  -- See E.H. 
White  C Co., 8-227122.3 e t  a l . ,  J u l y  13, 1988, 88-2 CPD , 
1 4 1 .  The record c o n t a i n s  no ev idence  conf i rming  Whi te ' s  
s p e c u l a t i o n  t h a t  NASA was d r i v e n  by b ias  i n  f a v o r  of Quad 
i n  e v a l u a t i n g  W h i t e ' s  cost proposal; it appears t h a t  NASA 
followed e s t ab l i shed  procedures when conduc t ing  t h i s  

7 B-232133, B-232133.2 



evaluation. See Antenna Products Corp., 8-228289,  Jan. 198 
1988, 88-1 CPD 1 4 3 .  Although NASA d i d  not perform a 
similar break-even analysis on Quad, there is no indication 
that  t h i s  decision was based on improper motivations on the 
par t  of agency personnel: NASA simply determined tha t  such a 
break-even analysis was not needed, as it found tha t  Quad 
d i d  not face the same f inancial  d i f f i c u l t i e s  as those 
confronting White. 

White's apparent argument that  the upward adjustment of i ts  
G & A  r a t e  was excessive d u e  t o  N A S A ' s  f a i l u re  to  take into 
account the recent leasing of a portion of its home of f ice  
space is without merit. White has not shown tha t  the 
substant ia l  G&A reductions it ant ic ipates  from t h i s  
transaction w i l l  be real ized,  or tha t  the reductions, if 
considered, would have o f f se t  the considerable evaluated 
cost advantage enjoyed by Quad w i t h  respect t o  White's basic 
and a l te rna te  proposals. Even had White demonstrated tha t  
t h i s  leasing arrangement would have l e f t  i ts proposal no 
more cost ly  than Quad's, Quad s t i l l  would have been selected 
for award on t h e  s t r e n g t h  of i t s  superior evaluated 
technical proposal. 

The protest  is denied. 
n 

I L 
General Counsel 
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